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21 July 1972

MEMORANDUM

SURJECT: Political Factors Bearing on Soviet
Participation in the IMF

As a possible guide to soviet behavior in the IMF, we
have attempted below to characterize Soviet hehavior in other
international organizations. Ve also suggest that the nosgsi-
bility of Russian participation in the IMF should bhe viewed,
not only in terms of net economic advantage for Tast ox West,
but also-—-if and when Moscow should make known a desire for
such participation~—-in terms of the emerging politics of inter-
national economic relations.

HX1

No change in the Soviet attitude toward the IMF was evi~-
dent, elther, at this spring's UNCTAD meeting in Santiago. The
resolutions supported by the West and the LDCs that advocated
the IMF as a central forum for negotiating reform of the inter-
national monetary system were opposed"~unsuccessfully~*by the
USSR and the East Iuropean Communist countries. These states
favored instead the participation of all countries in such
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negotiations under UN auspices. As it is conclusively deomon=~
strated that the IMF will in fact be the locus for such discus-
sions, it is possible the Soviets may re-evaluate thelr position.
Among other considerations, they might recognize that, without
membership, they are in no position to back up LDC demands for

a link between IMF allocation of Special Drawing Rights and
their use for development financing.

General Ceonsiderations

The Soviet view of the UN and of the international organ~
izations that were formed after it was never so positive as the
West had hoped it would be. In 1872, as in 1245, the Soviets
believe that such organizations cannot be effective in the ab-
sence of great power unity and collaboration. Their rule of
conduct has been to show a spirit of cooperation and concilia-
tion only to the extent that Soviet interests are heing sarved,
Moscow has not been, and iz not, reluctant to use an organirza-~
tion as a propaganda forum to expleit grievances against the US
or its allies—~-or the Chinese.

Soviet interest in membership in virtually any international
body reflects three general considerations: ‘

(1) The Soviets seek to join in order not to
be on the outside and thus less able to protect and
advance their interests. They Join becausc they
consider it fitting and necessary for the USER as a
great powey to be involved.

(2) They join to obtain propaganda and polit-
ical advantages. Theilr behavior in any organization
is dictated largely by the opportunities for obtain-
ing such advantages. 7The extent to which they are
cooperative thus depends in large measure on the
coincidence of Soviet interests with those of the
other participants. When positive actions by the
USSR contribute to concrete accomplishments, these
are accompanied by self-~congratulatory propacganda.
Even in the best of circumstances, propaganda and
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international cooperation by the Soviets go hand
in hand.

(3) Perhaps of least importance, the Soviets
participate in international organizations to oh--
+ain concrete henefits. When the advantages to
the Soviet Union of an agreement or a negotiation
outweigh the advantages of obstruction, the Soviets
will cooperate. DBut they will obstruct or boycott
even the most worthwhile negotiations or meetings
should the political advantages of doing so saeen
sufficiently attractive.

The more specific and technical the work of an organiza-
tion, the less likely is Ssoviet obstruction--although the risk
of this is always there. The growing Scviet interest in detente
with +the West may in time encourage Moscow to de-emphasize natty
political maneuvering and concentrate instead on the political,
propaganda, and substantive benefits of playing a major role in
reaching agreements or in negotiating solutions to specific prob-
iems. Nevertheless, a willingness to compromise on issues in
which important Soviet interests could be adversely affected
seemg difficult to imagine.

The Experience Record

That Moscow is not motlvated in its approach to interna-
tional organization by any jdealistic commitment to the merits
of cooperation is hest demonstrated by its performance in the
UN. They have not always withheld that cooperation, as, for
example, in the Geneva disarmament negotiations. On a number
of occasions, moreover, the goviets have acted in close harmony
with the US and have seemed to put great faith and trust in the
ability and the necessity of the two superpowers' working to-
gether in a kind of shared world dominion. These instances,
however, are fer outweighed by the long record of daliberate
and self-interested obstruction, exploitation of UN forums for
propaganda objectives, and unrestrained use of the veto o
paralyze its machinery. Moscow's concept of the future role
of the UN--and of all international orcanizations--is strictly
a minimalist one.
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The record, however, also shows-—-as noted above-~—-instances
in which Moscow has discerned and accepted that there are spe-
cific advantages to be gained from international agencies. The
Soviets decided in late 1970, for example, to join the Inter-
national Civil Aviation Organization (ICAQO) largely because
they, too, were concerned about the growing menace of skyjack-
ing which this multilateral forum was dealing with. Even here,
however, the Russians have been resisting provisions which
would assure effective international enforcement of the rele-
vant conventions, as opposed to bilateral agreements, to achieve
their implementation.

The Soviet record in the IAEA is8 alsc nmixed. Although
Moscow has worked hard to promote IAEA policing of safeguards
under the non-proliferation treaty, it has retarded progress
toward international supervision of peaceful nuclear explosions,
the control of which the Soviets would =till like to retain in
national hands. In the 26~-nation Conference of the Committee
on Disarmament (CCD) in Geneva, the Soviet delegation has been
a hard bargainer, and its stubborn opposition to international
inspection has been the chief ohstacle to an agreement on a
comprehengive nuclear test-ban treatv, T+ has alwavs treated

the CCD as a valued forum, howevely

The Soviet Interest in the IMF

There is no reason to think that the Russians would join
the IMF in order to make it more effective as an international
organization. Rather, the decision would be based on a combina-
tion of (1) immediate economic interest--largely, the increased
availability of financial facilities, and (2) some judgment
that since international economic relations are rapidly becom-
ing so central to international relatlons in general, continued
isolation could be risky-—-especially so when monetary and trade
rules are being reformulated.

Unless the Soviet Union were granted excepticnal status--
thus considerably weakening the IMF system at the outset--the
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costs of menhership, both material and in terme of ontside
scrutiny, would be heavy., Insofar as s decision to aonply

for membership would refleat acceptance of theas conts, one
might speculate that Yoscow's decision was notivated nrincd-
mally by the desire to take advantage of the changing inter-
mational monetary scene, Whatever future share the IMF taken,
it is clear that the relative weicht of the UZ will be less
than it has been throuchout the postwar era; that WYestern
Burope's role will be greater ond mav, iindeed, he an organized
bloc: and that monctary decisions will be increasingly consid-
ered along with decisions on trade rolicy. Resides permitting
the Soviet Union te take a hand in this more fluid situation,
IMF membershin would--for a time at least--make the Pussians
*one up" on China,

The oprortunities for rclitical maneuvering which this
mleture corijures un suggest that overly sanguine expectations
about Rusgsian raerformance in the IMF would he risky. This
neqative Jjudagment, however, might he somewhat tempersd were
there new indications of merious Sovist interest in the INF--
simply because a real intention to join would e such a radieal
departure for the USSR, In such event, how the Soviets would
heohave as nerbors would denend a good deal on the conditions

negotiated for Russian adherence. As the syston works proesently,

it iz a combination of theoretically rigid obligations and--
increasingly-~violation of the rules in practice. Ve can only
assume that Moscow would secek to take advantage of any "flexi-
hility" that the membership as & whole permitted. To Judee by
its past verformance, the USSR would seem likely to plavy a
*Gaullist” role in I¥MP councils——exnloiting the orcanization
for wvhatever leverage it would lend to adwance ¥oscow'e inter-
national aimz wvhile registing any noves tovarni enhancing the
organization's autonormous authority.
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